In his autobiographical book about European integration, one of the founding fathers of integration, Altiero Spinelli, 4 said that the European community has no already-formulated political language, but would have to invent one. The conceptualization of Union Citizenship is part of this process of inventing a political language for the EU and has been transformed and reinterpreted in the policy documents referred to in this article.
The research material for this article consists of fifty-four policy documents presented by EU organs from 1994 to 2007 concerning five EU programs on culture and three programs on citizenship. 5. In this article, only some of these documents are referred to directly. References made to these documents as well as to other EU documents are placed in the footnotes.
presented by the parliament, the Council of the EU, the Committee of Regions, and the European Economic and Social Committee between the starting and ending points of the process.
The three citizenship programs can be assumed to be key actors in implementing the Maastricht citizenship. In the European Commission's fifth report on citizenship-it was required in the Treaty of Maastricht that the commission report about the application of the Union Citizenship every three years-all the citizenship programs discussed in this article are indeed mentioned as "important instruments to promote active European citizenship" and as a "new boost for the EU fundamental rights and citizenship policies." 6 According to the commission, rights are the focus of the Fundamental Rights and Citizenship program, whereas the Europe for Citizens program is said to tackle citizens' participation in the integration process, European identity, and citizens' duties. 
Pragmatic Citizenship in Continuity with Special Rights Discourse
The history of Union Citizenship starts with the discussion of workers' rights in the 1970s. In the history of European integration, citizenship was put on the agenda during the identity crisis of the EEC in the early 1970s. Decreased public support created a need to replace the functionalist model of integration with a new type of integration and with the development of a "European identity". 16 Discussions on citizenship centered on rights, which were seen as a way to produce a sense of belonging and identity. 17 "European identity" was believed to have developed from the feeling that in another member state citizens are treated in a similar way as the nationals of the country in question. Those rights were called "special
The idea of special rights has its background in the principle of nondiscrimination formulated in the Treaty of Rome (1957) , according to which all nationals of member states must be treated equally in every member state irrespective of their nationality. In the special rights discourse, ideas on identity, the principle of nondiscrimination, and rights were intertwined in order to ensure the core principles of integration: free movement of persons, services, capital, and goods. 
Silenced Rights Break Away from the Special Rights Discourse
An important finding in the EU documents on citizenship and culture programs in the 1990s and early 2000s is, however, that rights are hardly mentioned. Whenever rights are mentioned, they are discussed along the lines drawn in the 1970s, connecting rights with mobility and economic activity, as described above. Yet the number of times rights are mentioned in the program texts is so minuscule that it can be interpreted that they signify a notable discontinuity from the discourse on rights through which Union Citizenship had been developed since the early 1970s until the writing of the founding treaties of the European In these documents, like in the earlier People's Europe discourse, citizenship and culture-both defined as European-are discussed together, and they are both seen as instruments for "bringing Europe closer to citizens". To this end, symbols are important in the same way they were important in the People's Europe report. Citizenship is understood as cultural identity, unity, and belonging to a community. As such, citizenship appears to be membership in an "ethnos" kind of community rather than in a demos. The close connection of citizenship with cooperation, community, and identity defined with cultural elements represent continuity with communitarian traditions of citizenship as acting together, personal contacts, and membership in a community.
This usage of citizenship can be connected with the tradition derived from nationstates. It is common to both the EU documents and classical nation-state conceptions to articulate close relations between citizenship, culture, and territory, and all of these are connected with community construction and legitimation. Typical of the EU's "cultural construction" in these documents as well as in other arenas is the idea of "unity in diversity": According to many theories of democracy, the idea of citizenship is inherent to democracy.
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But the EU documents analyzed here demonstrate a break from this conception, particularly from republican theories of democracy, according to which participation in decision making is the core of citizenship. Citizenship and democracy are seldom discussed together in the program texts. In that, they differ from the founding treaties of the EU, in which Union
Citizenship includes electoral rights at the EU level and at the local level. The absence of the term "democracy" contradicts the programs' names and their explicit aims, which call for active citizenship and citizens' involvement in integration. Citizens' chances to use power are not emphasized even in the documents' discussions of participation. Direct participation in decision making at the EU level or other levels is not much discussed. Citizens' participation is channelled into two arenas: EU programs and "European construction": "The programme will foster the direct participation of citizens across Europe, both in the activities of the programme and in the development of the notion of a European identity." 30 "European construction" is a phrase often used in "EUspeak". In these documents, it refers to "constructing an ever-closer Europe"-following the Treaty of Rome-as well as developing "the notion of a European identity" or simply "European integration". Participation in EU programs can be seen as one part of this "European construction". Thus, the discussions follow Jean Monnet's 31 view that integration proceeds through small groups, connections, and cooperation.
In order to bring Europe closer to its citizens and to enable them to participate fully in the construction of an ever closer Europe, there is a need to address all citizens and to involve them in transnational exchanges and cooperation activities, contributing to the forging of a sense of belonging to common European ideals. The programme shall contribute to the following general objectives: giving citizens the opportunity to interact and participate in constructing an ever closer Europe, which is democratic and world-oriented, united in and enriched through its cultural diversity, thus developing citizenship of the European Union.
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There is nearly no explicit discussion concerning citizens' duties in the documents, but both mobility and the participation in the integration process are represented as citizens' duties in order to promote integration.
[C]itizens should also be aware of their duties as citizens and become actively involved in the process of European integration, developing a sense of belonging and a European identity. . . . The European Union therefore requires a programme which puts citizens at the centre, which offers them the opportunity to fully assume their responsibilities as European citizens and which responds to the need to improve their participation in the construction of Europe.
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The significance of citizens' participation in integration is emphasized, as if the citizens were responsible for integration. This kind of rhetoric links EU documents' arguments to new governance, in which the aim is often to involve citizens in helping administration rather than activating them in decision making.
Citizenship has traditionally been understood in an Aristotelian sense as using power in public matters, but a conceptual change toward individualization and privatization, as part of the trend touching many fields since the 1980s, can be recognized. 35 In the EU documents, attaching citizenship discursively to the individual rather than to democratic action reflects this shift. Is being together and sharing the same status all that is left of citizenship in this phase of capitalism and liberalism?
The unspecific and individualized usage of citizenship in EU documents can hence be regarded as being part of a broader erosion of the concept of citizenship. The documents
show their connection to this trend, in which the concept of citizenship has become more common and the scope of the concept extended. If citizenship is understood as a term with which the administration is addressing its subjects, or as an activity that increases social capital, it may cease to be a way through which citizens can make demands. With these kinds of conceptual choices the attention is directed away from citizenship as political agency in the EU documents analyzed here. Another sign of divergence from the political understanding of citizenship concerns diversity, which both politics and democracy require. Questions of diversity often come up in academic as well as other discussions on citizenship, especially since the "renaissance of citizenship" in the 1990s. The European Union is a diverse community, and diversity is one of its slogans. Indeed, in the EU documents, diversity is mentioned as a value. 36 However, it
is not connected to citizenship through, for instance, discussions on minority rights or cultural rights. Instead, differences are blurred, and citizens are seen as members of the EU community, as "us". This kind of top-down "we-speak" does not necessarily enhance diversity.
Union Citizenship Representing Conceptual and Political Change
In In the documents reviewed here, explicit references are made to other EU documents, especially to the founding treaties and summit declarations. Through these references, a story about the EU as a community is told. Some of the formulations of the documents, however, are unexpected. Even though the contents of the concept of citizenship remains unclear in the documents, the affluent and all-embracing usage of it manifests that citizenship is regarded as a key concept with many positive connotations-with equality, community, and democracy, for instance. But though EU documents mostly use a positive and optimistic rhetoric, citizenship formulations are modest in them. EU documents show a strong belief in common culture and in the success story of integration, but not in citizens' chances to use power. They declare big principles and best practices, but provide no credible instruments for increasing democracy.
Conceptual changes are ongoing processes without final endings and fixed meanings.
Union Citizenship is a good example of how political changes and conceptual changes intertwine. Discussions on Union Citizenship can be interpreted as transition processes in which conceptual and political changes occur at different paces. Union Citizenship as a concept has been a reaction to changes in political reality, because it aimed at answering problems concerning mobility. In this case, the development of Union Citizenship appears to follow political change. Here Union Citizenship can be interpreted as a concept that has remained unchanged, but the content of which has changed to some extent in the discussions on EU integration.
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Union Citizenship can, however, also be interpreted as a conceptual change that occurs before or without any political change. 38 The concept of Union Citizenship has been coined, but it does not yet have a full-fledged equivalent in political reality. In EU documents, the concept is not given practical content, such as citizens' political action. Ball, Farr, and Hanson state that "conceptual cum political change" is at the same time critical, creative, and conservative. 41 The critical element in the discussions on citizenship in the EU documents is-according to the definitions given by Ball, Farr, and
Hanson-the documents' aim to bring new order to moral and political spheres by transferring the concept of citizenship into a new context. The category of citizenship is seen in the documents as useful for the EU, and thus the target of the critique is the fact that citizenship belongs in the domain of the nation-state.
The creative element mentioned by Ball, Farr, and Hanson as one feature of the "conceptual cum political change" is also present here. 42 The EU documents' discussions on citizenship show creativity and argumentative and rhetorical skills in that Union Citizenship is represented as self-evident, natural, and unproblematic, with little room for interpretations, conflicts, or alternatives. This is typical for administrative texts in general.
The meanings given to citizenship are not, however, particularly creative. In situations in which many choices would have been possible-such as at the "Maastrichtian moment"
and in the constitution drafting and enlargement processes, in the middle of the "renaissance of citizenship"-new conceptions were not created. Union Citizenship was not created as an instrument for developing new kinds of citizenship, and thus has a conservative element, as mentioned by Ball, Farr, and Hanson. Rather, citizenship in its familiar form in other contexts is transformed and varied and used in-at least implicit-relation to earlier conventions.
40. Koselleck, Begriffsgeschichten.
41. Ball, et al., "Editors' Introduction," 3-4.
Ibid.
Although it appears that citizenship is depoliticized in the EU documents, it is worth remembering that political agency may exist beyond the documents' formulations. As
Mitchell Dean notes, administrative rationality aims at regulating politics. 43 In administrative documents, issues are inclined to be depoliticized. However, citizens may repoliticize concepts of citizenship and community even when these seem apolitical.
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